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KEY JUDGMENTS

Ethiopia, Sudan, Kenya, Somalia, and Dijibouti have been involved
in regional struggles which stem largely from the expansion and
contraction of the traditional Ethiopian Empire over the past 1,000
years. Separatism in northern Ethiopia as well as Somali irredentist
claims upon territory in Ethiopia, Kenya, and Diibouti have deep
historical roots, and the local conflicts arising from them will not be
settled within the next year. Resolution of these conflicts is further com-

plicated by the growing involvement of outside powers, particularly the
USSR and the United States.

While Ethiopia seems to have contained the guerrillas in both the
Eritrean and Ogaden conflicts, these insurgencies cannot readily be re-
solved either politically or militarily, and Ethiopia will require contin-
ued military support from the Soviet Union. This dependence on the
Soviets severely limits Ethiopia’s maneuverability on the international
scene beyond the Horn. However, Ethiopian leader Mengistu and his
close associates are highly nationalistic and have largely retained auton-
omy in internal matters. Nevertheless, his need for massive military
assistance (about $2.5 billion of Soviet supplies have already been deliv-
ered) to combat the insurgencies has enabled the Soviets to gain a foot-
hold in Ethiopia that complements their close military and political
relationships with South Yemen. Mengistu could survive against internal
political opponents without the 1,400 Soviet military advisers and the
12,000 or so Cuban military personnel in Ethiopia, but he will continue
to depend on their presence to help cope with internal insurgencies and
with related external military threats. Ethiopia’s dependence on the
Soviets and the Cubans would increase further should the guerrillas in
either Eritrea or the Ogaden receive significant additional support. !

Somali President Siad has gambled that the military access agree-
ment and association with the United States will help reverse Somalia’s
deteriorating economic and military situation and thus improve his
weakening political position. As long as Siad is able to show benefits
from his relations with the United States and can cope with Somalia’s
myriad economic problems and military pressure from Ethiopia, we
believe he will survive the coming year.

! The Director, Defense Intelligence Agency, believes that Ethiopian dependence on the Soviets and

Cubans would remain strong as long as anti-Ethiopian insurgency persists in Eritrea and the Ogaden,
irrespective of additional support.
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Diibouti is the most politically fragile state in the region. While we
believe that President Gouled will remain in office for at least the next
year, his departure would probably lead to instability caused by height-
ened ethnic rivalry. This would undermine the French position in the
country and endanger the important US military access there. Instabil-
ity might also provoke military intervention by Ethiopia or Somalia.

Dijibouti is almost totally dependent on French aid, which amounts
to one-third of all bilateral French aid to Africa. A force of about 4,600
French military personnel is stationed there and France pays for most
of Djibouti’s own somewhat smaller forces. With the exception of the
foreign ministry, most government functions are carried out with the
assistance of French civilian advisers. No equivalent facilities are avail-
able elsewhere in the area for support of France’s Indian Ocean naval
force and the Giscard government was firmly committed to maintain-
ing a strong French presence in Djibouti. While the attitude of the new
Mitterrand government toward Djibouti is not clear, we believe that the
French military involvement will continue for at least the next year.

Despite economic problems, Kenya and Sudan—both of which
have close relations with the United States—are relatively stable. Al-
though we expect no serious challenge to Kenyan President Moi in the
near future, Sudanese President Nimeiri is somewhat vulnerable,
particularly to subversion from Libya. As in the past, these countries
will be affected by regional conflicts. Kenya will continue to regard
Somali irredentism as its most serious threat. Persisting hostilities in
Eritrea will frustrate Sudan’s efforts to alleviate the refugee and secu-
rity problems along its eastern border and to reduce the number of
Soviet and Cuban military personnel in Ethiopia.

These local conflicts have become enmeshed with heightened
superpower competition fueled by:

— Soviet exploitation of new opportunities in Sub-Saharan Africa
beginning around 1974 when the Portuguese African Empire
collapsed.

— The proximity of the Horn to the Persian Gulf and the critical
dependence of the West on oil from this region evident since the
1973 embargo.

— The overthrow of the Shah and vulnerability of other regional
regimes to radical change.

— The Soviet invasion of Afghanistan and Moscow’s warnings to
Pakistan.

2
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Since the mid-1970s, Moscow has seized the opportunities afforded
by the Ethiopian revolution, the cooling of US relations with the succes-
sors of Haile Selassie, and the Somali invasion of the Ogaden, to fashion
a greater political-strategic presence in the Horn of Africa. Moscow no
doubt also viewed Ethiopia as an asset that partially offset the losses
from its earlier setbacks in Egypt and Sudan.

The Soviets apparently hope to employ their presence as a means
to:

— Maintain at least one pro-Soviet regime in the Horn.

— Weaken Western political influence in the broad Indian Ocean-
Persian Gulf-Red Sea-East African region and encourage a
more pro-Soviet or at least neutralist orientation in local
regimes.

— Reinforce the USSR’s claim to play a major role in any future
Indian Ocean-Persian Gulf security arrangements.

— Promote pro-Soviet antiregime movements over the longer term
in African countries adjoining the Horn and in the Arabian
Peninsula.

— Monitor and counter Western military activities in the region
and undermine local support for expansion of these activities.

— Improve and expand Soviet naval and naval aviation capabili-
ties in the region.

— Work over the long term toward a credible capability to
threaten Western access to Persian Gulf oil supplies.

Judgments regarding the prospect that the Soviets will achieve these
broader objectives are treated in other Estimates. 2

Ethiopia is now Moscow’s most important client in Sub-Saharan
Africa and is the focus of Soviet policy in the Horn. In late 1976, the
Soviets chose to risk their longstanding position in Somalia—they were
eventually expelled from their base in Berbera by President Siad—by
assisting Ethiopia in order to:

— Establish a position of influence in the country that historically
had been the dominant regional power in the Horn and a major
African power.

25X1
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— Acquire a better position from which to extend Soviet influence
in Africa and the Northwest Indian Ocean region. -

— Accelerate the reduction of the US presence in Ethiopia.

Moscow’s access to Aden and its nearly unrestricted use of Ethi-
opia’s Dahlak Island and use of the Asmara airfield helps the Soviets to
support their presence in the Indian Ocean. It also assists the Soviets to
pursue interests in the Red Sea region including protection of their own
lines of communication through the Suez Canal between the eastern
and western USSR and to exert leverage against Red Sea littoral coun-
tries including Saudi Arabia, North Yemen, Sudan, Egypt, and Jordan.

We believe that present US plans to provide defensive weapons to
Somalia will only marginally increase the prospects for a higher level of
fighting between Ethiopia and Somalia or for a serious negative reaction
by moderate governments in the area. But US military access and assist-
ance to Somalia substantially above currently announced levels would:

— Allow the Soviets to improve their position in Ethiopia by play-
ing more heavily upon Addis Ababa’s fears of Somalia.

— Probably lead Moscow to ease restraints upon Ethiopian efforts
to put military pressure on Somalia.

— Increase chances of terrorist attacks upon US personnel in Soma-
lia, particularly in Berbera.

— Bring into question the US use of military facilities in Kenya.
Kenyans fear Somali irredentism and might react to increased
US military support to Mogadishu by threatening to reconsider
our access agreement.

— Cause Dijibouti to reevaluate US military access there, if intensi-
fied conflict in the Ogaden posed a threat to the Djibouti
regime.

— Provoke negative reactions from some Arab states, both from
radicals such as the Libyans who oppose the US generally, and
from conservative Arabs such as the Saudis who fear intensified
superpower competition close to home. 3

Moscow has threatened Siad and is seeking openings to pressure
him; it sees value in the antiregime activities of the Ethiopian-based
Somali Salvation Front which receives support from Libya, South Ye-

% The Director, Defense Intelligence Agency, believes that it is not feasible to generalize, as in the tics
above, regarding the effects of possible US policies which are not clearly described.
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men, and Syria, and there are indications that Moscow is directly in-
volved with the group.

The Soviets have not been able to exploit their presence in Ethiopia
as a means to improve their position significantly in adjoining Sudan
and Kenya. Relations between Sudan and the Soviet Union have long
been poor and President Nimeiri has rejected periodic Soviet attempts
to improve ties. He is convinced Soviet policy aims at the removal of
Egyptian President Sadat and himself as steps toward dominating the
Arabian Peninsula and the Persian Gulf. For their part, the Soviets
would like to see a realignment of Sudan’s policies, and no doubt ap-
prove of Qadhafi’s efforts to destabilize Sudan. In Kenya the Soviets
have sought, so far unsuccessfully, to gain influence, and have invited
President Moi to visit Moscow later this year. President Moi may be
somewhat more susceptible to pressures toward nonalignment as he
serves as OAU chairman during the coming vear.

The Soviet attitude toward continued local conflict in the Horn is
ambivalent. Overall, the Soviets probably prefer:

— A political settlement of the Eritrean and Ogaden problems if
the Soviets™ position in Ethiopia were not jeopardized and they
could successfully portray themselves as peacemakers.

— Failing this, a manageable level of political tension and guerrilla
fighting that would perpetuate Ethiopian dependence on Soviet
military assistance but avoid a confrontation with the United
States.

— Continued diplomatic tensions between Somalia and Kenya
which would complicate US relations with both.

We believe, however, that the USSR’s political position in the Horn is
unlikely to improve significantly in the coming year. Ethiopia will con-
tinue to be a difficult client, and the pro-Western states in the Horn will
attempt to resist developments that might advance Soviet goals.
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DISCUSSION

I. INTRODUCTION

1. In the Horn of Africa four states—Sudan, Kenya,
Somalia, and Djibouti—have become independent
only since World War II, while Ethiopia is the oldest
independent state in Africa. These countries have been
involved in regional conflicts which stem largely from
the expansion and contraction of the traditional Ethi-
opian Empire over the past 1,000 years. Separatism in
northern Ethiopia as well as Somali irredentist claims
upon territory in Ethiopia, Kenya, and Djibouti have
deep historical roots.

2. The intensification of conflict in the Horn from
1975 through 1981 resulted from breakdown of the
preponderance of power established by an Ethiopia
closely tied with the United States in the immediate
post-World War II period. Three factors combined to
bring about the breakdown in Ethiopian power:

— Soviet arming of Somalia from 1963 until 1977.

— Waning US interest in Ethiopia beginning in the
early 1970s, particularly as the Kagnew commu-
nications facility (the quid pro quo for US mili-
tary aid to Ethiopia for 20 years) became tech-
nologically obsolescent.

— The Ethiopian revolution, which began in 1974
with the overthrow of Haile Selassie by a leftist
military junta.

Any resolution of conflict will be complicated by
superpower competition, which has been fanned by:

— Soviet exploitation of new opportunities in Sub-
Saharan Africa beginning around 1974 when the
Portuguese African Empire collapsed.

— The proximity of the Horn to the Persian Gulf
and the critical dependence of the West on oil
from this region evident since the 1973 oil
embargo.

— The overthrow of the Shah, and vulnerability of
other regional regimes to radical change.

— The Soviet invasion of Afghanistan and Moscow’s
warnings to Pakistan.

3. The Reversal of Alliances. The Soviet Union
established a military-assistance relationship with
Mogadishu shortly after Somalia’s independence in
1960. By the early 1970s—following the seizure of
power by a radical military junta headed by General
Mohamed Siad Barre—Moscow’s arms and advisory
assistance had reached relatively high levels, and in
partial return Somalia allowed Soviet naval ships and
aircraft use of local facilities. This access, which
helped support the Soviet Union’s growing presence in
the Indian Ocean, worried the United States, while
Somalia’s military buildup alarmed Ethiopia.

4. Ethiopian concern became acute after the 1974
revolution because the new leftist leaders in Addis
Ababa were suspicious of the United States—due to
our past ties with the Emperor—and apprehensive
about continued assistance from Washington. After the
military seized power, the debate in Washington over
aid to Ethiopia intensified. The outcome was a
continuation of aid at somewhat higher levels that,
nonetheless, failed to satisfy the regime. (Total US
military commitments from 1974 to 1977 were $160
million.) By late 1976 the regime was in desperate
straits. The revolution had weakened central author-
ity, thus encouraging separatist movements through-
out the country. The most serious were those in
Eritrea—where the longstanding insurgency had es-
calated since early 1975—and in the Ogaden—where
Mogadishu had renewed the insurgency in late 1975.

5. From 1974 on, Addis Ababa had sounded out
Moscow for arms aid. Some junta members, especially
Mengistu Haile-Mariam, regarded the USSR as a
potentially more generous arms supplier than the
United States and as more ideologically compatible
with the Ethiopian revolution.

6. Initially, the Soviets were deterred from moving
closer to Ethiopia by their doubts about the junta’s
staying power and their fears of losing military access
in Somalia. The Soviets, however, then attempted to
play both sides in the Horn. The first major Soviet
arms deal with Ethiopia was signed in December
1976. US concern over Ethiopia’s human rights viola-
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tions led to a cutoff in February 1977 of military grant
aid. Following Ethiopia’s closure of Kagnew and
expulsion of US military personnel in April, another
more generous agreement was signed with the Soviets
in May.

7. By this time a resentful Somalia was trying to
counter the budding Soviet-Ethiopian relationship by
improving relations with the United States and explor-
ing our willingness to supply arms. In July 1977 Soma-
lia invaded Ethiopia. Siad’s decision to use his army to
seize the Ogaden (after the insurgents had failed) was
based on a calculation that Ethiopia—torn by revolu-
tion and in the midst of switching from US to Soviet
weaponry—was at its most vulnerable.

8. In late 1976, the Soviets chose to risk their
longstanding position in Somalia—they were even-
tually expelled from their base in Berbera—by assist-
ing Ethiopia in order to:

— Establish a position of influence in the country
that historically had been the dominant re-
gional power in the Horn and a major African
power.

— Accelerate the reduction of the US presence in
Ethiopia.

— Acquire a better position from which to extend
Soviet influence in Africa and the northwest In-
dian Ocean region.

9. The Somali invasion caused the United States to
withdraw an earlier offer of defensive arms. The So-
viet tilt toward Ethiopia led Siad in November 1977 to
expel his Soviet and Cuban advisers, to cancel the
friendship treaty with the Soviets, and to sever all mili-
tary ties. Moscow then staged a massive military res-
cue on Ethiopia’s behalf, including the use of Cuban
troops, which succeeded in driving the Somali Army
out of the Ogaden by March 1978.

10. Following the Somali defeat, the United States
renewed its arms offer, but again shelved it as Siad’s
support for the Ogaden insurgency continued. In
December 1979 the United States made another offer
of arms in return for access to Somali military facili-
ties. A US-Somali military access agreement was con-
cluded in August 1980, but military aid—the quid pro
quo—was delayed by Congress until the Intelligence
Community could certify that Somali regular army
units were out of the Ogaden. This assurance was
given in December.

8

11. Military-Political Situation Today. Ethiopia is
stronger than it was in late 1977. The Ogaden has been

. reconquered. In Eritrea, most of the insurgent-held

towns have been retaken, and the level of fighting has
declined over the past year. Most of the earlier Soviet
military aid commitment of over $2.5 billion has been
delivered and absorbed, and significant assistance
continues. The Ethiopian armed forces are now the
largest (245,000 men) and best-equipped in black Af-
rica. In addition, the Cuban troops (11,000-13,000
men, most of whom are organized in four combat bri-
gades) provide a strategic reserve. The Soviets provide
1,400 advisers.

12. Mengistu has improved relations with all of his
neighbors except Somalia. He is trying to put together
a loose grouping of Horn states based on mutual en-
dorsement of the principle of noninterference in in-
ternal affairs and respect for national boundaries. He
has had some success because Sudan, Kenya, and Dji-
bouti want peace and economic development, and are
prepared to work with Ethiopia even though they
have no affinity for Mengistu’s political ideas or style
of rule.

13. Nevertheless, Ethiopia does not have the mili-
tary capability to resolve its insurgencies, and the par-
ties have not yet been willing to negotiate political
solutions. Resolution of the regional conflicts has been
further complicated by the growing involvement of

“outside powers—the Communist states, the United

States, Western Europe, and almost all Arab states.

il. POLITICAL AND ECONOMIC SITUATIONS
OF REGIONAL STATES

A. Ethiopia

14. Seven years after the beginning of the revolu-
tion that overthrew Emperor Haile Selassie, Ethiopia
is still governed by military-dominated political struc-
tures which are ostensibly temporary. In early 1977,
after extensive factional fighting, Mengistu emerged as
the undisputed leader of the government, and since
then has further consolidated his personal leadership.
Despite Mengistu’s personal preeminence, however,
we believe that he is ultimately dependent on the mili-
tary and that he must take its views into account in
setting major policies. Mengistu stays in power by
shrewd maneuvering among elements within the mili-
tary and ruthlessly uses force when necessary. A sus-
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tained challenge to Mengistu’s rule from within the
military seems unlikely over the next 12 months.

15. Apart from separatist challenges in Eritrea,
Tigray, and the Ogaden, the regime faces widespread
discontent within many sectors of Ethiopian society
due to erosion of the economy, including growing food
shortages, foreign exchange losses, and breakdowns in
the distribution system. Military spending—estimated
at 45 percent of the government budget—diverts re-
sources from economic development. But over the
next year, it seems unlikely that this discontent on its
own will threaten the regime.

16. Despite the Soviet Union’s continuing efforts to
influence the character of the Ethiopian regime,
Mengistu and his close associates are highly nationalis-
tic and have largely retained autonomy in internal
matters. We believe that the Mengistu regime could
survive against internal opponents in the absence of
Soviet and Cuban military personnel but the regime
depends on Soviet and Cuban military assistance to
help cope with external and separatist military threats.
This dependence on the Soviets limits Ethiopia’s
maneuverability on the international scene, particu-
larly vis-a-vis the United States. Nevertheless, dis-
appointment with Soviet economic aid has led Ethi-
opia to search for economic help from the West.
(Despite Communist commitments of $750 million in
economic aid since 1959, less than $10 million has
been disbursed annually.)

Ethiopia’s Principal Backers: USSR,
Eastern Europe, and Cuba

17. Ethiopia is Moscow’s most important client in
Sub-Saharan Africa and remains the focus of Soviet
policy in the Horn.

18. The Soviets apparently hope their presence will
help to:

— Maintain at least one pro-Soviet regime in the
Horn.

— Weaken Western political influence in the
broader northwest Indian Ocean—Persian Gulf-
Red Sea-East African region and encourage a
more pro-Soviet or at least neutralist orientation
in local regimes.

— Reinforce the USSR’s claim to play a major role
in any future Indian Ocean-Persian Gulf secu-
rity arrangements.

9

— Promote pro-Soviet antiregime movements over
the longer term in African countries adjoining
Ethiopia and in the Arabian Peninsula.

— Monitor and counter Western military activities
in the region.

— Improve and expand Soviet naval and naval avi-
ation capabilities in the region.

— Work over the long term toward a credible ca-
pability to threaten Western access to Persian
Gulf oil supplies.

— Protect lines of communication through the Suez
Canal between the eastern and western USSR.

19. Having been expelled from naval facilities in
Egypt and Somalia, the Soviets may be wary of mak-
ing a substantial economic commitment to develop-
ment of installations in an unstable area. Rather than
one or two large facilities, the Soviets probably would
prefer access to facilities in several more countries in
the Indian Ocean region—especially at critical loca-
tions from which they could monitor the activities of
US naval forces. They, of course, would like to estab-
lish a presence as close as possible to the US naval base
at Diego Garcia.

20. The ships of the Soviet Indian Ocean squadron
make occasional calls at Mozambique, the Seychelles,
and Mauritius. Moscow also has been providing
considerable assistance in the expansion of an airfield
in Madagascar. The USSR has made overtures to all of
these countries for increased naval access. The re-
quests so far have been rebuffed. If the Soviets were
able to establish a closer relationship with any of these
countries, but in particular the right to fly military
aircraft from them, they would gain greatly increased
reconnaissance coverage of the south central Indian
Ocean. From the Seychelles, Mauritius, and Madagas-
car, most Soviet maritime reconnaissance aircraft
would be well within range of Diego Garcia.

21. The Mengistu regime has granted the Soviets
access to certain air and naval facilities in return for
military backing. The naval installation on Dahlak
Island—which provides the Soviet Indian Ocean
squadron with logistic support, light repair, and
replenishment services—is the most important of
these. (See annex.) Together with Moscow’s access to
Aden, its nearly unrestricted use of Dahlak Island and
use of the Ethiopian airfield in Asmara provide key
support for Soviet naval operations in the Indian
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Ocean. The Soviets also deploy two IL-38 maritime
reconnaissance aircraft to Asmara to supplement four
IL-38s they deploy to Aden. Access to these Ethiopian
facilities is not absolutely vital for Soviet naval com-
batants. The Indian Ocean squadron can, if necessary,
operate without access to shore facilities, although at
reduced levels of flexibility and effectiveness. Never-
theless, access to Ethiopia enhances Moscow’s capabil-
ity to maintain augmented naval and air deployments
in the Indian Ocean area, particularly during a crisis.

22. Despite his dependence on Moscow, Mengistu
has been a less than pliable client. He has repeatedly
refused Moscow the major coastal naval base it seeks.
However, if events in the Horn should greatly increase
Mengistu’s dependence on the Soviets, he would be
less able to resist Soviet blandishments and might agree
to greater Soviet access to facilities.

23. In the symbiotic relationship between Mengistu
and Moscow, the Soviets have supported Mengistu per-
sonally to maintain their influence while they attempt
to develop a broader base by encouraging the forma-
tion of a Marxist-Leninist party. After protracted
footdragging, in late 1979, Mengistu established a
committee to organize a party but staffed it largely
with his military supporters rather than civilian ele-
ments favored by Moscow. Nevertheless, we do not
expect either Mengistu or Moscow to abandon the
other during the period of this Estimate.

24. The Soviets—in coordination with their East
European and Cuban allies—pursue other activities
designed to strengthen ties with Ethiopia. Ethiopia’s
friendship treaties with the USSR, East Germany,
Hungary, and Bulgaria reflect this effort as do the host
of economic, scientific, and cultural accords concluded
with Moscow and the East European states. In addi-
tion, East Germany plays a key role in advising the
Ethiopians on security and intelligence and, along with
Moscow, exercises influence over the Ethiopian media.

25. Cuban and Ethiopian foreign policy goals gen-
erally coincide, as evidenced by the overtures the two
countries—with likely Soviet encouragement—made
to the new regime in Liberia after the 1980 coup and
Ethiopia’s offer of aid—via Cuba—to guerrilla forces
in El Salvador. Havana, however, remains sensitive to
the conflicting interests of its radical Arab friends, thus
contributing to Cuba’s minimizing its support for
Mengistu’s counterinsurgency campaigns. Iraq, for
example, which has the largest Cuban presence in the

10

Middle East, and provides significant hard currency
earnings to Havana, is a backer of the Eritrean insur-
gents and the Somalis.

26. Cuban troops in Ethiopia protect Soviet in-
terests, provide a strategic reserve in case of renewed
hostilities in the Ogaden, and serve as a psychological
deterrent to potential enemies of the regime. More-
over, Havana's commitment demonstrates solidarity
with a “fraternal” regime. Given the current passive
role of the Cuban troops in Ethiopia, as well as Ha-
vana’s need for technically skilled military personnel
at home, a lowering of tensions in the Ogaden could
lead to a reduction of the size of the Cuban military
presence. But even in these circumstances, the basic
Ethiopian relationship with Havana would probably
remain intact.

B. Somadlia

27. Since coming to power in a coup in 1969, Presi-
dent Siad has ruled Somalia by placating the Army
and by keeping the many Somali clans and subclans
balanced. Basically, Siad’s political strategy has
worked well: except for one narrowly based coup at-
